Immigration policy in the United States reflects multiple goals. First, it serves to reunite families by admitting immigrants who already have family members living in the United States. Second, it seeks to admit workers with specific skills and to fill positions in occupations deemed to be experiencing labor shortages. Third, it attempts to provide a refuge for people who face the risk of political, racial, or religious persecution in their country of origin. Finally, it seeks to ensure diversity by providing admission to people from countries with historically low rates of immigration to the United States. Several categories of permanent and temporary admission have been established to implement those wide-ranging goals.
4.
Immigrant 
Summary
Immi gration policy in the United States reflects multiple goals. First, it serves to reunite families by admitting immigrants who already have family members living in the United States. Second, it seeks to admit workers with specific skills and to fill positions in occupations deemed to be experiencing labor shortages. Third, it attempts to provide a refuge for people who face the risk of political, racial, or religious persecution in their country of origin. Finally, it seeks to ensure diversity by providing admission to people from countries with historically low rates of immigration to the United States. Several categories of permanent and temporary admission have been established to implement those wide-ranging goals.
This Congressional Budget Office paper describes who is eligible for the various categories of legal admission and provides the most recent data available about the number of people admitted under each category. The paper also discusses procedures currently used to enforce immigration laws and provides estimates of the number of people who are in the United States illegally.
Lawful Entry
U.S. policy provides two distinct paths for the lawful admission of noncitizens, or "aliens": permanent (immigrant) admission or temporary (nonimmigrant) admission. In the first category, aliens may be granted permanent admission by being accorded the status of lawful permanent residents (LPRs). Aliens admitted in such a capacity are formally classified as "immigrants" and receive a permanent resident card, commonly referred to as a green card. Lawful permanent residents are eligible to work in the United States and may later apply for U.S. citizenship.
In 2004, the United States granted permanent admission, or LPR status, to about 946,000 noncitizens (see Summary Table 1 ). That figure is not a measure of first-time entries into the United States, however. The U.S. Citizenship and Immigration Services-a bureau of the Department of Homeland Security-counts both entries of new immigrants and adjustments to lawful permanent resident status (for those aliens already in the United States) as "admissions." In 2004, roughly 584,000 adjustments to LPR status were granted, and about 362,000 new immigrants entered the country.
The second path is admission on a temporary basis. Temporary admission encompasses a large and diverse group of people who are granted entry to the United States for a specific purpose for a limited period of time. Reasons for such admissions include tourism, diplomatic missions, study, and temporary work. Under U.S. law, citizens of foreign countries admitted temporarily are classified as "nonimmigrants." (For definitions of terms used in this paper, see Box 1 on page 3.) Certain nonimmigrants may be permitted to work in the United States for a limited time depending on the type of visa they receive. However, they are not eligible for citizenship through naturalization; nonimmigrants wishing to remain in the United States on a permanent basis must apply for permanent admission.
In 2004, the State Department issued about 5 million visas authorizing temporary admission to the United States, according to preliminary data. In addition, under the Visa Waiver Program, 15.8 million people were admitted that year on a temporary basis. Under that program, eligible people may enter the United States without a visa for business or pleasure visits of 90 days or less.
The numbers presented in this paper indicate the flow of noncitizens into the United States but not their departure. Such information is not recorded. Official estimates are available only on the departures of lawful permanent residents. The Bureau of the Census has estimated that an average of 217,000 LPRs emigrated from the United States each year between 1990 and 2000.
Summary Table 1 . a. This category includes both those aliens who entered the United States as lawful permanent residents (LPRs) and those already present in the country who adjusted to LPR status in the year designated.
Lawful Admissions and Issuances of Visas, 2000 to 2004 (Thousands)
b. Refugees and asylum-seekers are people who are unable or unwilling to return to their home country because of the risk of persecution or because of a well-founded fear of persecution. Refugees apply for admission from outside of the United States; asylum-seekers request legal admission from within the United States or at a U.S. port of entry.
c. Because certain visas allow nonimmigrants to enter the United States within a window of a few years, the year of issuance might not reflect an alien's actual year of entry. Furthermore, Canadians who travel to the United States on business or as tourists on a short-term basis generally do not need a visa, nor do eligible citizens from countries participating in the Visa Waiver Program.
d. According to preliminary data from the Department of State.
e. The Visa Waiver Program allows eligible citizens of 27 participating countries to enter the United States without a visa for visits of 90 days or less that are related to business or tourism. The participating countries are Andorra, Australia, Austria, Belgium, Brunei, Denmark, Finland, France, Germany, Iceland, Ireland, Italy, Japan, Liechtenstein, Luxembourg, Monaco, the Netherlands, New Zealand, Norway, Portugal, San Marino, Singapore, Slovenia, Spain, Sweden, Switzerland, and the United Kingdom. In recording nonimmigrant admissions, multiple entries by the same individual are not distinguished from first-time entries; therefore, the figures provided do not accurately represent the yearly flow of new nonimmigrants to the United States under this program.
Unlawful Entry
In addition to facilitating the lawful admission of both immigrants and nonimmigrants, U. Table 1 ).
The second path to lawful admission is temporary admission, which is granted to foreign citizens who seek entry to the United States for a limited time and for a specific purpose (such as tourism, diplomacy, temporary work, or study). Under U.S. law, aliens admitted on a temporary basis are classified as "nonimmigrants." Only nonimmigrants with a specific type of visa may be permitted to work in the United States. Nonimmigrants are not eligible for citizenship through naturalization; those wishing to remain in the United States permanently must apply for permanent admission. In 2004, about 5 million people were granted visas for temporary admission.
Annual issuances of temporary visas, however, are not a measure of the number of nonimmigrants entering the country each year. Most temporary visas are valid for several years after they are issued. Thus, issuance and entry may occur in different years, and visa holders may enter the country multiple times. The USCIS does report annual admissions for nonimmigrants, but those numbers measure entries by nonimmigrants, not just first-time entries. For example, each entry by a foreign exchange student returning from his or her home country after school holidays is counted as an admission. Neither yearly temporary visa issuances nor yearly temporary admissions can be directly compared with the measure of yearly permanent admissions.
It is important to note that the numbers presented throughout this paper indicate flows of noncitizens into the United States but not their departures. Information on departures of noncitizens from the United States is not recorded, and official estimates are available only on the departures of lawful permanent residents. An earlier paper by the Congressional Budget Office found that the best estimates indicate that one-fourth to one-third of legal immigrants leave the United States, in most cases within several years of admission. 4 The Census Bureau Box 1.
Definition of Terms
Terminology used throughout this paper is defined by the Department of Homeland Security's Bureau of Citizenship and Immigration Services:
B Alien refers to any individual who is not a citizen of the United States.
B Immigrant refers to an alien lawfully admitted to the United States for permanent residence; such people also may be referred to as lawful permanent residents.
B Nonimmigrant refers to an alien who seeks temporary entry to the United States for a specific purpose. Nonimmigrants include tourists, temporary workers, business executives, students, and diplomats.
B Removal is the expulsion of an alien from the United States. The expulsion may be based on grounds of inadmissibility or deportability. 
Permanent Admission
The goals of current immigration policy are wideranging: Family-Sponsored Preference Admissions. In addition to their immediate relatives, U.S. citizens can sponsor other relatives for permanent admission under the familysponsored preference program, which is subject to numerical limits. Under that program, admission is governed by a system of ordered preferences (see Table 2 ). In 2004, about 214,000 people-or 23 percent of all lawful permanent immigrants-were granted admission under the family-sponsored preference program. Between this category and the preceding (for immediate relatives of U.S. citizens), family-based immigrants accounted for almost two-thirds of permanent admissions in 2004.
The various preference categories under the familysponsored program (and under the employment-based program described below) have different numerical limits (see Table 3 ). Unused visas in each category may be passed to the next-lower preference category, and unused visas in the lowest preference category are passed on to the first category. A total of about 155,000 people were admitted in 2004 under those employment-based preference categories, accounting for roughly 16 percent of permanent admissions. The majority of them-55 percent-were admitted as workers in occupations deemed to be experiencing shortages (see Table 3 ).
For most immigrants to be admitted under the employment-based preference program, an employer must first submit a labor certification request to the Department of Labor. The department must then certify that there are not enough U.S. workers available locally to perform the intended work or that the employment of the immigrant worker will not adversely affect wages and 
Major Immigration Categories
Continued working conditions in the United States. (Certification is waived for three preference categories: ministers and other religious workers, workers with extraordinary ability, and investors in U.S. businesses.) After receiving certification, the employer must file a petition with the USCIS on behalf of the immigrant.
Refugees and Asylum-Seekers. The third goal of U.S. immigration policy is to provide a haven for refugees and asylum-seekers-people who are unable or unwilling to return to their home country because of persecution (or a well-founded fear of persecution) on account of their race, religion, nationality, membership in a particular social group, or political opinions. The difference between refugees and asylum-seekers is one of location. Refugees apply for admission to the United States from outside the country, whereas aliens seeking asylum status request legal admission from within the United States or at a U.S. port of entry.
The number of refugees admitted to the United States on an annual basis and the allocation of that number between countries are determined by the President in consultation with the Congress. In practice, U.S. policy has been to allow admission of at least half of the refugees identified by the U.N. High Commissioner for Refugees as being in need of resettlement. 8 Typically, some portion of refugee admissions are unreserved (not allocated to a particular country) in an effort to meet any unexpected need for resettlement. Note: LPR = lawful permanent resident.
a. As defined by the Office of Immigration Statistics, refugees must apply for admission to the United States at an overseas facility and can enter only after their application is approved. Asylum-seekers apply for admission when already in the United States or at a point of entry.
b. Parolees are those aliens deemed to be inadmissible by an inspecting officer but who are allowed to enter the United States for urgent humanitarian reasons or when an alien's entry would provide significant public benefit. Parole is an extraordinary measure that is granted on a case-by-case basis.
In 2004, about 50,000 refugee applications were approved, compared with a ceiling of 70,000. 9 For the same year, about 12,000 applications for refugee status were denied. Unlike refugee admissions, asylum admissions are not subject to an annual ceiling. In 2004, the USCIS approved about 10,000 applications for asylum, and an additional 11,000 people were granted asylum by the Executive Office for Immigration Review.
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Both refugees and asylum-seekers may file an application seeking lawful permanent resident status after one year in the United States. In 2004, about 71,000 LPR adjustments were granted to refugees and asylum-seekers, accounting for roughly 8 percent of all legal admissions to the United States. (At the time, LPR adjustments by asylum-seekers were subject to an annual limit but those of refugees were not.) In 2004, 10,000 asylum-seekers adjusted to LPR status. 
Numerical Ceilings and Admissions, by Immigration Category, 2004
Continued Diversity Program. The fourth goal of U.S. immigration policy is to provide admission for people from a diverse set of countries. Most of the nation's immigrants come from a small number of countries, largely because family reunification has been such an important facet of U.S. immigration policy. To increase immigration from countries with historically low immigration levels to the United States, the Immigration Act of 1990 introduced a new diversity-based admissions program. It provides another limited channel for immigrants to gain lawful entry into the country.
The diversity program has an annual ceiling of 50,000 visas; before 1999, the limit was 55,000 visas. 11 In 2004, 50,000 immigrants were admitted under this program, accounting for 5 percent of total legal immigration (see Table 4 ). e. Asylum-seekers and refugees may apply for LPR status one year after being granted refugee status. The numbers shown here are for LPR adjustments of asylum-seekers and refugees. In addition, 10,101 asylum applications and 49,638 refugee admissions were approved.
f. This category includes other immigrants (such as Amerasians, Cubans, and Haitians) who were granted adjustment to LPR status by specific legislation. The category also includes parolees, immigrants who appear to be inadmissible but are granted temporary admission for urgent humanitarian reasons or when admission is determined to be of significant public benefit.
grams, by contrast, the largest share of immigrants admitted in 2004 came from North America (including the Caribbean and Central America) and Asia (see Table 4 ).
Visas for the diversity program are issued through a lottery administered by the State Department. Eligible countries are sorted into six geographic regions, and visa limits are set for those regions on the basis of immigrant admissions in the past five years and a region's total population. Applicants must have either a high school diploma or its equivalent or two years of work experience within the past five years. Countries that accounted for more than 50,000 immigrant admissions (under the numerically limited categories) during the previous five years are excluded from participation in the program.
Each year, the State Department randomly selects roughly 110,000 lottery applicants. Those who meet all of the requirements and complete the application process (not all do so) may be granted lawful permanent residency. 
Immigrant Admissions Under the Diversity Program, by Region, 1997 to 2004
Source 
Temporary Admission
Nonimmigrants gain lawful admission temporarily for a specific purpose, such as tourism, study, business, temporary work, professional or cultural exchange, or diplomatic missions. According to preliminary data, in 2004 the United States issued almost 5 million nonimmigrant visas (see Figure 2 ). More than two-thirds of them were tourist, business, or border-crossing card/visitor combination visas (see Table 5 ). 12 Temporary worker, exchange visitor, and student visas were the next-largest groups that year, each accounting for roughly 5 percent of the total nonimmigrant visas issued.
Under the Visa Waiver Program, 15.8 million people were admitted in 2004 on a temporary basis. 13 Under that program, citizens of 27 participating countries may enter the United States without a visa for visits of 90 days or less.
14 Requirements are a machine-readable passport, compliance with admissions conditions during prior visits under the program, and no previous finding of ineligibility for a U.S. visa. In general, anyone wishing to obtain a temporary visa must possess a valid passport and agree to abide by the terms of admission and to leave the United States at the end of the authorized stay. For most categories of temporary admission, applicants must keep a foreign residence and may be required to show proof of financial support.
H visas make up the largest category of nonimmigrant visas issued for employment; 287,000 workers received H visas in 2003. Various categories of H visas are numerically capped, subject to certain exemptions. Temporary workers entering the United States on H visas include specialty-occupation workers, registered nurses working in areas experiencing a shortage of health professionals, agricultural workers, and certain nonagricultural workers. Of the various subcategories of H visas, the largest is H1-B, for temporary workers in professional specialities. Some 107,000 H1-B visas were issued in 2003.
The H category is a type of nonimmigrant visa that requires labor certification. Depending on the H visa subcategory, potential employers must either conduct an affirmative search for U.S. workers or attest that an immigrant worker's wages and working conditions will be comparable to those of a U.S. worker in a similar job.
Enforcement of Immigration Laws
The grounds for aliens' inadmissibility or removal include health concerns, criminal history, being identified as a security and terrorist risk, the likelihood of their becoming a public charge, their seeking work in the United States without proper labor certification and qualifications, prior illegal entry or immigration law violations, lack of proper documentation, ineligibility for citizenship, and previous removal from the country. The grounds for removal also include falsely claiming U.S. citizenship to obtain employment or receive a government benefit and conviction for a crime related to domestic violence, stalking, or child abuse.
Unauthorized Aliens
Unauthorized aliens include those who enter the United States without documentation or with forged documentation; lawfully admitted immigrants who remain in the United States after violating immigration law; and aliens who have entered the United States on a temporary visa and remained past the time limit of the visa. 
Enforcement Procedures
Apprehensions are the arrest of aliens found to be in violation of immigration law. In 2000, apprehensions were at a high of 1.8 million; however, by 2002, apprehensions had dropped to 1.0 million (see Table 6 ). 19 Aliens apprehended and found in violation of U.S. immigration laws may be removed from the country through formal removal or a voluntary departure. Formal removal proceedings are conducted before an immigration judge and may result in the removal of the alien or an adjustment of immigration status. Penalties associated with formal removal may include fines, imprisonment, and prohibition of future legal entry. Under some circumstances, including a history of legal residence in the country or the presence of dependent family in the United States, the court may allow the alien to remain in the United States.
An expedited removal process was introduced in 1997, applicable to aliens attempting to enter the country illegally. In an expedited removal, the arriving alien may be removed without further hearing or review if it is determined that the alien is inadmissible because of fraud, misrepresentation, or lack of proper documentation.
Noncriminal, unauthorized aliens attempting entry may be offered voluntary departure in lieu of formal removal. Aliens who are allowed to depart voluntarily must admit that they were in the country illegally and agree to a witnessed departure, but they are not barred from seeking legal admission at a later time.
Over the past two decades, the number of formal removals of aliens has generally increased. From 1981 to 1990, formal removals averaged 23,300; from 1991 to 2000, they averaged 94,000. 20 However, formal removals decreased for 2001 and 2002. 21 USCIS suggests that increased border security after September 11, 2001, may have deterred some immigrants from entering the country illegally, which resulted in fewer removals. However, some researchers have suggested that more illegal immigrants are staying longer in the United States, thus resulting in fewer attempted illegal entries and fewer removals. 22 In 2004, there were about 203,000 formal removals; 42,000 unauthorized immigrants were subject to expedited removals; and 1 million unauthorized immigrants departed voluntarily (see Table 6 ). Note: LPR = lawful permanent resident.
Applicants also must demonstrate good moral character, knowledge of civics and the English language, and "an attachment to the U.S. Constitution."
a. Trips outside of the United States for periods of six months or longer constitute a break in continuous U.S. residency. Exceptions are made for members of the Armed Forces whose service takes them out of the country.
b. Most applicants must be a resident of the district or state in which they are applying. 
Characteristics of Applicant Preconditions

